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Introduction 
Over the past fifteen to twenty years considerable efforts have been made to begin incorporating internationalization into all facets of academe in Canada: teaching, research and service.
 The emergence of internationalization as a higher education public policy imperative occurred against a background of major challenges that affected, and continue to affect, the capacity of institutions to realize internationalization aspirations. This chapter will explore one aspect of the internationalization of higher education in a Canadian province, Ontario, with specific reference to the role of government in the public policy arena and the consequent impacts on international enrolment in higher education. 
To the extent that Ontario’s economic well-being is inextricably linked to its active presence on the international stage and the quantity and quality of its human capital, the internationalization of higher education is a key vehicle for success, both in terms of expanding the human capital asset base, and improving and providing a major stimulus for quality improvement in an increasingly competitive environment. Yet, in Ontario the public policy aspect of internationalization in the postsecondary arena has often taken a back seat to political imperatives. Over the past thirty years government policy regarding the funding of international students, tuition for international students, and priority accorded international admissions, has all the characteristics of a roller-coaster ride – up, down, and bumpy – with major periodic interventions that have had a significant impact on international enrolment.  The public policy environment for internationalization is a microcosm of the larger postsecondary environment that has witnessed the creeping (some would say galloping) presence of government in virtually all realms of higher education. While government has long controlled funding levels, tuition levels, enrolment levels, program approvals, and set minimum academic admission standards (through eligibility for operating grants), in more recent times the intrusiveness has been extended into the composition of the student body, on-line education, credit transfer, and forced partnerships. Short-term political considerations tend to trump visionary policy and Ontario’s record reflects that reality, especially with regards to one particular aspect of internationalization; the recruitment of international students. And recent policy changes may be the harbinger of an even more interventionist foray into managing the international file.
The story of international recruitment and international students in Ontario’s universities and colleges is a story that is inextricably linked to capacity and funding issues and therefore linked to government. It is also, interestingly, a story that demonstrates the commitment and evolution of universities’ involvement in internationalization and the power and transformative nature of deregulation and funding flexibility. 
Setting the Context

Canada is comprised of ten provinces and three territories. Postsecondary education is the purview of the provinces and the postsecondary landscape in each province differs markedly reflecting local circumstances and different approaches to the provision of post-secondary opportunities. Those differences in approach affect all aspects of higher education and shape the postsecondary sector and postsecondary institutions in a multitude of ways, from the ‘structure’ of the PSE ‘system’, through institutional mission and program ‘mix’, to admission policy and graduation rates, and from governance to government relations to quality assurance and degree accreditation.
 
The federal government, although not responsible for higher education, operates a set of postsecondary related programs (research, training, student assistance) that have a labour market and economic rationale that cut across provincial boundaries. The federal programs tend to generate provincial responses that range from full embrace to outright rejection, once again reflecting history, local circumstances and a constant tension in federal/provincial relations. Provinces react differently to the federal presence and federal initiatives, and the consequent impact on funding arrangements for higher education can differ significantly as a result. In terms of PSE internationalization there is a federal presence through a number of initiatives and programs although the success of federal initiatives has been quite mixed.
 
The province of Ontario is Canada’s largest province in terms of population (13.5 million) representing close to 40 per cent of the Canadian population and 40 percent of the 
Country’s Gross Domestic Product.
 The province’s capital, Toronto, is the largest city in the country and Canada’s capital city, Ottawa, is located in the province of Ontario. Ontario’s population has benefitted from immigration over the years and approximately 30 percent of the population is foreign born.
 Toronto’s ethic diversity is somewhat greater than the rest of the province with over 45% of the population now reporting a language other than English as their mother tongue.

The postsecondary ‘system’ in Ontario is essentially a binary system composed of a Community College sector and a University sector.  While private vocational institutions operate in the province, the private sector role in tertiary education is limited. The public University sector includes 20 separate autonomous institutions ranging from specialized universities, to regional comprehensive universities, to five full-service medical/doctoral institutions. The public College sector is made up of 24 Colleges of Applied Arts and Technology (CAAT) and includes some with degree granting authority for specific applied degrees (Institutes of Technology and Advanced Learning). Unlike a number of other PSE ‘systems’ the CAAT’s were not established as transfer institutions. Over the past decade or so greater attention has been paid to establishing some program articulation between the sectors and expanding credit-transfer arrangements.
Through much of the past thirty years the province has experienced major growth in university and college enrolment and access for Ontarians was, and still is, the major PSE objective. Basic research ranks a distant second behind access issues in the eyes of the principal funding and regulatory agency (the Ministry of Training, Colleges and Universities) and, arguably, has been eclipsed in more recent times by an expected institutional role as a regional economic innovator and social catalyst. An overriding emphasis on access has been the predominant policy driver and has had major implications for Ontario’s policy stance(s) on international education, and more specifically, providing opportunity to undergraduate international students. 
The history of international activities in Canadian higher education stretches back many years and has been documented elsewhere.
 Through to the late 1970s it essentially reflected an “aid” approach to the developing world – with scholarships and support programs for students from under-developed countries and post-colonial Commonwealth countries. Over time the emphasis on “aid” shifted from “aid to trade” with more attention devoted to the role afforded Canada’s higher education industry in providing education services to other countries and, in more recent times, to providing education services to international students – here and abroad. Providing opportunities for Canadian students to study abroad has also been a major component of international activity – initially focused on developing countries and development projects but in more recent times also incorporated into the curriculum in a number of programs in the form of exchanges and study abroad opportunities.
Within a given institution the rationale for internationalization focuses on a number of aspects as illustrated in the following excerpt from one Ontario University’s Strategic Plan.
Within the University, internationalization has generally come to mean that: 1) research and advanced training is undertaken in collaboration with colleagues in other countries in pursuit of both new knowledge and/or with the goal of improving the social and economic well-being of citizens in countries less affluent than our own; 2) teaching in all disciplines is undertaken in a global context, in an environment welcoming of students, postdoctoral fellows and trainees from other countries who enrich the learning experience; 3) the student experience is enhanced through provision of structured opportunities to travel, study, and conduct research abroad, thus contributing to students’ understanding of their own and other cultures, as well as their ability to compete in the global marketplace. It should be noted that these objectives are frequently complementary.

In Canada, greater interest in internationalization and actively recruiting international undergraduate students evolved over a long period. The level of interest in international recruitment varied by region with those regions experiencing demographic decline in the traditional PSE 18-24 age group considerably more interested in international recruitment both to bolster enrolments in the institutions and further their internationalization agenda and, as a secondary consideration, to attract potential immigrants to the region. In Ontario where institutional capacity constraints served to limit the interest in international enrolment more recent changes in the funding environment ultimately sparked greater activity (by financing capacity growth) and the activity helped institutions realize the multi-faceted benefits of internationalization to the institution and the community as a whole. That was not always the case.
Ontario: A Review of Major Policy Developments Affecting International Students

To understand Ontario government policy towards universities and ‘internationalization’ it is important to recognize how public opinion shapes the government’s agenda and priorities. In the 1960s through part of the 1970s Canadian higher education was characterized by a significant increase in immigrants who were hired as professors to accommodate the ‘baby boom’.
 By the end of the 1960s the ‘De-Canadian issue’
 began to dominate the political agenda with expressed concerns from many quarters about the take-over of Canadian universities by foreign academics, “mostly Americans, who understood little and cared less about Canadian affairs and culture.” 
 That phenomenon carried through the 1970s until “almost one out of four full-time faculty members had been recruited abroad. Concerns with the ‘citizenship question’ led to efforts to Canadianize both university faculty and the university curriculum.”
 The concern about ‘Americans’ in higher education reflected larger concerns – social, cultural and economic – about Canada’s relationship to the United States. 
The emphasis on ‘Canadianizing’ the professoriate and the curriculum (along with the province’s economic circumstances) affected funding policy and marked the starting point of a differential tuition fee policy for international students in Ontario. Beginning in 1977 the government introduced a differential fee for international students – more than double the rate charged to Canadian students – so that “a greater share of the financial burden of educating foreign students be shifted from the shoulders of Ontario citizens.”
 At the time, the number of students from the U.S. and the U.K. was actually quite small – and considerably less than the largest group of international registrants identified as ‘Asian’. 
The introduction of a differential fee for international students appeared to have an immediate impact on demand from both the United States and United Kingdom. First year registrations from those two countries dropped significantly but were partially, and then more than fully, offset by increases in undergraduate 1st year registrants from two other countries – Malaysia and Hong Kong.
 Between 1977 and 1981 undergraduate international enrolment increased by over 70 percent (from approximately 6900 students to 11800 students) with over 90 percent of the increase attributed to those two countries. 
The increase in international undergraduate enrolment happened to coincide with a decline in participation rates in Ontario that resulted in domestic undergraduate enrolment decreases in the same period. The increase in international enrolment coupled with a decline in domestic enrolment led to misguided concerns about access for Canadians (Ontarians) and triggered a further change in differential tuition for international students.
 Once again the economy, or rather poor economic circumstances, added to the mix of factors that influenced the differential tuition decision.
In 1982 the government announced that “visa students who register for the first time in a program at an Ontario university will be asked to pay a higher proportion than formerly of their education.”
 For 1982 “visa tuition” was set at fifty percent of the estimated program cost
 and increased to two-thirds of the program cost the following year. By 1983 a Canadian student enrolled in an Arts program was paying approximately $1000 in tuition; the international counterpart $3600. In more expensive programs such as Engineering, the Canadian student paid $1000 while an international student was charged almost $6000. To ensure that individual institutions did not unduly increase their visa enrolment in the pursuit of additional revenue, the additional fee income was pooled and distributed to all institutions based on their share of what was known as Basic Operating Income – essentially the grant income plus tuition income. That mechanism effectively reduced the financial incentive for an institution to recruit more visa students. Coupled with the relative size of the increase in international tuition the overall result was a major dampening of undergraduate international enrolments; the year tuition was increased first year visa student registrations plummeted by 27%.
 
At the graduate level the tuition increases also had a major impact as institutions struggled to find the necessary support to recruit and retain students. At that time, Ontario’s graduate programs had capacity for more students
 and a decrease in international enrolments threatened the sustainability of some programs. Pressure mounted to do something to help offset the impact of the increased tuition for international graduate students. A change in government led to further discussion about the merit of attracting high calibre international graduate students and in 1987 the government announced a program of tuition ‘waivers’ for 1001 international students at the graduate level. 

For the remainder of the 1980s Ontario’s universities occupied themselves with accommodating a major domestic enrolment expansion such that by 1990 total enrolment had increased by 50 thousand students (~25 percent) relative to 1980. The new government invested in increased enrolment with additional operating and capital monies. Moreover, it introduced a major faculty renewal initiative and formally acknowledged the importance of research and innovation through the major investment of new funds. The spotlight on international undergraduates subsided as the institutions focused attention on accommodating a significant increase in domestic enrolment, building research capacity, faculty renewal and, as the decade came to a close, staking out their aspirations in a major planning exercise with the government’s higher education agency, the Ontario Council on University Affairs (OCUA). With respect to undergraduate international enrolment, the 1980s ended with international student 1st year registrations less than half the peak level (1981) but above the low-point in the middle of the decade. As a proportion of total 1st year registrations the decade ended with international registrations continuing a decade long decline even though the absolute number of registrations had increased from the mid-1980s. 
Early in the 1990s the Ontario fiscal situation deteriorated in the face of a major economic recession. A newly elected government developed a multi-faceted approach to restrain public expenditures including, with respect to PSE, reductions in operating grants, tuition increases and a change in the eligibility of international students for health coverage in Ontario. Beginning in 1994 all “temporary residents” in the province  were required to pay for health insurance and the change in policy contributed to a perception of Ontario as a province that was, at best, seen as ambivalent towards international students. The province’s economic circumstances continued to deteriorate and were exacerbated by cut-backs in federal transfer payments – a major source of provincial income.
In late 1995 yet another government was elected and declared that, in addition to a major reduction in operating grant support to universities and colleges, international student enrolments would no longer qualify for operating grants. Rather, international fees would be deregulated with the expectation that institutions would adjust their fees for international students accordingly. However, to ensure that individual institutions did not attempt to address their financial challenges by increasing the number of international students at the expense of Ontarians, it was also noted that “Protection of places for domestic students will be a feature of any new policy.”
  The cut-backs in operating support, in general, and specific policy direction vis-à-vis international students cast a pall over the sector for a few years and international enrolments in the universities continued to decline. 
From 1996/97 onwards universities were allowed to set tuition for international students and retain the revenue. The government’s emphasis on protection of places for domestic students was an explicit part of the government’s desire to ensure that access for Ontarians would not be affected by any attempt to increase international enrolment even though the change in policy meant institutions would retain the international tuition revenue rather than pool it for redistribution through the formula operating grants mechanism. Those changes represented a major shift in university financing. Reeling from the effects of the major cut-backs in operating grants (15 percent) the university community in Ontario took a few years to sort out the implications of the change with respect to international students. Sparked by the severity of the operating grant cut-backs and a major change in tuition policy, some universities began to re-think their international enrolment situation in light of the changed environment. 
Ontario universities had been involved in international activities for many years and as noted previously there was a distinct emphasis on “aid” related initiatives. By the mid-1980s research collaborations with international partners were beginning to raise the interest in internationalization to a new level. New investment in the university sector fuelled faculty renewal, research, and enrolment expansion. Governments at the provincial level and federal level were more receptive to economic arguments about investing in human capital and research. By 1990 a number of formal international university exchanges were in place, in some cases with formal sponsorship by government.
 The term “international” was making its way into Strategic Plans and Mission statements. Within a decade over 80 percent of Canadian universities referenced the “international dimension” in their strategic plans.
 
The deregulating of international tuition in 1996 provided the opportunity for institutions in Ontario to begin realizing their internationalization aspirations. The chilly climate of government imposed tuition and funding regulation gave way to an environment where institutions could determine their own international plan, set strategy, and rely - to a greater extent - on their own business acumen to make the plan work. International enrolments boomed, especially at the undergraduate level.
While operating grants from the province remained constrained in the mid-1990s, the federal government (having balanced its budget on the backs of the provinces via major reductions in transfer payments and thus contributing to the provincial constraint) began to invest directly in PSE through student assistance and research initiatives. Many institutions had been actively lobbying for more investment by the federal government and saw the federal initiatives in research as capacity building with a focus on faculty recruitment and capital investment. Early on in the new Millennium the federal government introduced partial support for the indirect costs of research. In Ontario the universities welcomed the federal initiatives much to the chagrin of provincial officials who would have preferred the restoration of transfer payments and who resented the federal government setting the agenda in the research arena and attempting to dictate student assistance policy. 
At the same time (late 1990s, early 2000s) Ontario’s universities began to plan for another challenge: the “double cohort”. Government’s decision to eliminate the 5th year of secondary school meant that once the decision was implemented there would be a double cohort of secondary school graduates looking for a place in postsecondary education. The double cohort challenge was seen as a major access issue and government was determined to ensure that the double cohort would not create access problems for Ontarians. Accordingly, although the process to obtain additional government funding was tarnished by politics and the pettiness of bureaucrats, and the funding mechanics hindered planning efforts, additional funding did arrive and ultimately allowed for a major expansion of capital facilities and faculty and staff to accommodate the increased enrolment. By that point, however, it was clear that enrolment demand was forecast to increase further as a result of basic demographics and increased participation rates. 
In the mid-2000s greater interest in immigration and the labour market became more prevalent as a newly elected government turned its attention to improving Ontario’s global competitiveness as the linchpin to improved prosperity. In the PSE sector one of the government’s early initiatives was to commission a report on higher education that ultimately became a guide for PSE developments for the remainder of the decade. Bob Rae’s Ontario: A Leader in Learning led to multi-year investments in PSE. In the case of internationalization initiatives the Rae Report urged i) greater investment in marketing to “ensure that Ontario remains and important educational destination for international students” and ii) the establishment of an Ontario International Study Program to increase study abroad opportunities for Ontario students.
 Government delivered. In its 2005 Budget the government announced “Reaching Higher: The McGuinty Government Plan for Postsecondary Education” and among the many initiatives included in the plan was specific reference to “A strategy to attract more international students and encourage study abroad for Ontario students.”

As the first decade of the 21st century came to a close Ontario universities could look back on a period of transformative change. Total enrolment surpassed 400,000 students, an increase of 125,000 in the decade. Government operating funding increased markedly in absolute terms over the decade and all institutions benefitted from significant capital investments. An infusion of research funding from the federal and provincial governments resulted in expanded and updated research infrastructure, new faculty positions, more investment in research and technology transfer and greater appreciation of the research role in Ontario universities. 
International enrolment had never been higher and the growth rate was impressive – especially in light of the other demands of the decade. Increasingly from many quarters internationalization and international enrolment was heralded as a positive, needed development deserving of public support and investment. International competitiveness became the watchword and competing for the best international students became part of the mantra.
 
In the 2010 Speech from the Throne the Ontario government heralded a new era for the province by setting out a five-year plan to ‘Open Ontario’ to new jobs and economic growth. Part of the plan was to “seize new global opportunities and turn them into jobs for Ontarians” and in the case of Postsecondary Education the government committed to “aggressively promote Ontario postsecondary institutions abroad, and increase international enrolment by 50 per cent while maintaining spaces for Ontario students.”
 Ontario’s PSE system was clearly seen as an ‘export industry’ with growth potential.
Bolstered by various reports that lauded the multiple benefits associated with increased international enrolments the political value attributed to expanded internationalization (i.e. international recruitment) increased markedly.
 Later in 2010 the government followed up on its Open Ontario Plan by announcing the Ontario Trillium Scholarships (OTS) program to help attract and support the best international doctoral students to Ontario. The program, seventy-five scholarships worth $40,000 annually and renewable for four years, was a clear signal that Ontario along with its universities was taking a bold step to recognize the importance of attracting the best international doctoral students to Ontario’s universities. 
Opposition to the OTS announcement was swift and vocal from opposition parties, students and parents alike. In an era of supposed financial austerity where the government acknowledged that “Ontario families are still feeling pinched financially” 
 and Ontario students were faced with tuition increases, critics latched onto the issue as evidence that the government was out of touch with the populace. While university presidents supported the government’s announcement with a series of media initiatives the intensity of the public reaction ultimately led the government to focus its next PSE initiative directly on Ontarians. 
Less than a year after the OTS announcement an election was called and one of the main platform pieces of the government was to promise a grant that would translate into a 30% reduction in tuition for a large majority of Ontario college and university students. If re-elected the grant would be in place by the winter term of the 2011/12 academic year. The funding commitment was extraordinary (~$400 million) in light of the economic circumstances and the government’s own straitened finances and in light of the significant improvements in student assistance that had occurred over the previous several years. 

In the 2012 Budget the following Spring, the government’s election commitments ran head-on to fiscal realities. While keeping its promise to deliver a grant to students representing a 30% reduction in tuition, the government also announced measures to reduce operating grants to institutions including a $750 ‘head-tax’
 on non-PhD international students effective 2013/14.  Explicit in the follow-up documentation was reference to the institutions ability to increase tuition to offset the loss of operating grants. “Institutions may need to adjust their international student tuition fees as appropriate to manage the funding revenue reduction.”
 Additionally, the government made a series of other adjustments related to international students and subsidies for international recruitment and study-abroad scholarships that translated into an apparent shift in direction from the Open Ontario proclamation and earlier initiatives. The policy changes sent a sobering signal to Ontario’s universities and colleges about the priority accorded internationalization. There is little doubt that international students will bear the brunt of the ‘head-tax’ via increased tuition; the impact on international enrolment will bear careful monitoring. 

The ‘head-tax’ has spawned an entirely new government initiative to collect more detailed information about international activities – ostensibly for accountability and transparency purposes. No longer is government simply interested in ensuring that Ontario’s universities remain accessible to Ontarians. Education as an ‘export industry’ has garnered government attention; the ‘industry’ will never be the same. 
To better understand the relationship between Ontario government policy initiatives and international student demand (applicants) and actual international enrolment (registrants) Figure 1 provides an historical picture of 1st Year International Applicants and Registrants from the mid-1970s. 

Figure 1: 1st Year International Applicants and Actual Registrants  1973-2010
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Source: Council of Ontario Universities, Application Statistics 1973-2010

The graph clearly indicates the spike in applicants and registrants that preceded the introduction of differential fees for international students (1977), the subsequent sharp decline and then significant increase (Malaysia, Hong Kong) that peaked in 1981 and led to the introduction of much higher ‘visa fees’. From that point through much of the 1980s the number of applicants declined as did the number of 1st year registrants. Applicant demand picked up in the latter part of the 1980s as a new government reinvested in higher education and universities expanded to accommodate increased enrolment demand. A small part of the overall expansion included international enrolment and coincided with the decision to introduce visa fee waivers for international graduate students. Nevertheless, while the actual number of international registrants increased in the late 1980s, the proportion of total 1st year registrants continued to decline. The 1990s were characterized by a decline in applicant demand that coincided with the economic downturn and a government decision to make international students ineligible for health coverage during their stay in Ontario. The chilly climate was exacerbated by the further cut-backs of yet another government in 1995 and the de-regulation of international tuition the following year. First year international undergraduate student registrants reached its low point in 1995 at less than 1000 new students. 

At that point in time applicant demand essentially leveled off and international intake remained stable for a few years until it began increasing in 1999. The increase in 1999 coincided with the implementation of the government’s new Access to Opportunities Program (ATOP) aimed at increasing the number of computer science and electrical engineering graduates – program areas that tended to attract international students. Further, by that point in time universities had experienced multiple years of essentially 0% grant increases and the initial promise of greater tuition deregulation for domestic students was, in fact, muted somewhat by the reality of additional government regulation. In that environment enrolment expansion under the auspice of ATOP became pretty much the ‘only revenue game in town’. Nevertheless, despite the increase in international applicant demand institutions responded in a conservative fashion keeping in mind the looming reality of the impending ‘double cohort’. In 1999 one in three international applicants ultimately ended up as a registrant. In 2003, the official year of the double cohort, the ratio was one in five. The accommodation of the double cohort clearly impacted international recruitment efforts from 2003 to 2007 and played a major role in institutional developments. Beginning in 2008 applicant demand began to increase again as did the number of international 1st year registrants. 
There are, of course, many other factors – national and international – that affected applicant demand and the actual number of 1st year international registrants including the effects of government actions elsewhere with respect to changes in immigration policies, student visa policies, and tuition for international students (including the impact of exchange rate fluctuations – a major consideration given the relatively concentrated sources of international student demand) and the perceived nature of the local environment for international students. Figure 1 simply provides a graphical picture of the end result (applicants and registrants) of myriad factors – but also highlights the impact of Ontario government actions that have had a major influence (positive and/or negative) on international recruitment and the translation of applicants into actual registrants. 
Figure 2 provides another perspective on the 1st year registrant information by indicating the change over time in the international proportion of 1st year students. Using 5 year time periods we see the increase in the late 1970s (students from Malaysia and Hong Kong) followed by a dramatic decline in the period between 1980 and 1985 (the introduction of a 50% and then 2/3 cost recovery tuition differential) and a continued decline through to 1995. Between 1995 and 2000 1st year international student enrolments began to increase and have continued to increase through to 2010 to the point where, as a proportion of 1st year students, they are similar to levels in the mid-1970s. 
Figure 2: 1st Year International Students as % All 1st Year Students (Ontario Universities)
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Source: Council of Ontario Universities, Application Statistics, various years
Enrolment data provided by the Council of Ontario Universities, (Figure 3) illustrates the change in international enrolment from the mid-1980s onwards in Ontario.
 The decline in international enrolment is evident in the mid-1980s, followed by an increase through 1991 as university capacity improved and, at the graduate level, the government of the day introduced its tuition waivers for some international graduate students. From the early to mid-1990s the impact of government cut-backs took a toll on institutional capacity and enrolments, in general, declined. The change in health insurance coverage introduced in early 1994 had a negative impact on applications and admissions. 

All of Ontario’s growth in international enrolment occurred after tuition de-regulation (1996) and in terms of absolute numbers the most significant increase has been at the undergraduate level. At the graduate level the number of MA and PhD students were very similar from 1985 through 1997 but began to diverge a bit from that point onwards as illustrated in Figure 3.  

Figure 3: International enrolment by level – Ontario universities

Full-time and part-time students
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Source: Council of Ontario Universities
Figure 4 illustrates the international enrolment by level as a proportion of total enrolment. International undergraduate enrolment in Ontario now represents about 7-8% of total undergraduate enrolment – a figure not that much different than in the mid-1980s. Moreover some part of the increase is due to the increase in the number of exchange opportunities and an increase in the number of exchange students at all levels – undergraduate and graduate. While trend data is difficult to find, over 10 percent of the international enrolment in 2010 is estimated to be related to exchange/study abroad programs.

Figure 4: International enrolment by level – Ontario universities

As a proportion of total enrolment* by level
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* Total international enrolment (full-time plus part-time) divided by total full-time enrolment
At the graduate level, international PhD students represent about 20% of total PhD enrolment – again a number not much different than in the mid-1980s. International Masters students represent about 15% of the total Masters enrolments – and again not much different than in the mid-1980s. What is striking in Figure 4 is the decline in the mid-1980s and in the early to mid-1990s – periods when government policies and the funding environment had a major impact on international recruitment at all levels. 

The other striking part of Figure 4 is the increase in the level of activity in international enrolment since the latter part of the 1990s and especially since 2000. As noted previously universities have expressed an interest in ‘internationalization’ for many years but it appears that from the latter part of the 1990s onwards there was a concerted effort to translate international aspirations into reality at all levels. 
International Enrolment in Canada
Before turning to the discussion of the preceding overview of major policy initiatives that have affected the environment for internationalization in Ontario’s universities it is important to put the Ontario experience in context relative to the rest of the country.
 
Table 1: Enrolment trends – Canada and Ontario

Full-time Students Only
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1992/1993 1996/1997 2000/2001 2004/2005 2009/2010 1992-2009

Canada 

A Total 569,481 573,636 607,854 759,030 882,621 55%

B Canadian 538,749 547,935 570,648 694,716 800,637 49%

C International 30,735 25,698 37,206 64,317 81,987 167%

D C / A 5% 4% 6% 8% 9%

Ontario

A Total 230,571 226,998 242,748 333,216 384,324 67%

B Canadian 218,904 219,387 230,748 309,627 355,809 63%

C International 11,664 7,608 11,997 23,589 28,512 144%

D C / A 5% 3% 5% 7% 7%

Canada 

A Total 338,910 346,638 365,106 425,814 498,297 47%

Excluding

B Canadian 319,845 328,548 339,900 385,089 444,828 39%

Ontario

C International 19,071 18,090 25,209 40,728 53,475 180%

D C / A 6% 5% 7% 10% 11%

Ontario International

38% 30% 32% 37% 35%

as % of Total International Enrolment


Source: Statistics Canada, PSIS
Since the early 1990s full-time international enrolment in Canadian universities has increased from approximately 31,000 in 1992 to 82,000 in 2009, an increase of 167 percent. That figure refers to all full-time students studying in Canada including those on exchange agreements. Total full-time enrolment in Canada increased by 55 percent over the same period and consequently the significant increase in international enrolment has resulted in an increase in the proportion of total enrolment attributed to international students, from 5 percent to 9 percent.
Ontario experienced a greater increase in total enrolment over the period (67%) but the percentage increase in full-time international enrolment (144%) was less than the increase for Canada as a whole.  However it is clear that from a relative low point in 1996, there has been a marked increase in absolute terms from approximately 7600 to 28500.

The change in the proportion of international students since 1992 varied across the country with some provinces such as New Brunswick, Nova Scotia, Manitoba, and British Columbia registering significant increases such that international students now account for a relatively large (~10 per cent) of total enrolment.  In Ontario the proportion of international students in the early 1990s was similar to the Canadian average and by 2009-10 the proportion had increased to 7% but was still below the Canadian average.
Considerations and Concluding Comments
Some may argue that the increase in international enrolment is simply related to revenue generation and the universities (and colleges) have tapped into a boundless revenue source. Tuition for international students in Ontario is ‘deregulated’ and there have been significant increases in international tuition since the mid-1990s and it is the case that tuition for international students is generally higher in Ontario than in other provinces.
 However, unlike other provinces where international student enrolment is either explicitly or implicitly included in the public funding available to support the institution, international students are not eligible to be counted for provincial operating grant purposes in Ontario and have not been eligible since the mid-1990s. 
Yet, the added costs associated with international students have a significant claim on institutional resources. International marketing and recruitment coupled with special student services for international students are additional costs beyond the norm for domestic students and the student aid demands are generally the responsibility of the institution. In the case of graduate students there is little or no financial incentive for an institution to recruit an international student because the tuition is generally offset with student support and the institution provides additional support to help with living expenses. While it may be argued there is an economic rationale for institutions to recruit international students the reality may be somewhat different. Over the past decade the government’s funding policy provided, in general, considerably more revenue for domestic enrolment expansion yet, the expansion in international enrolment in Ontario coincided – and in fact outpaced – the major increase in domestic enrolment. Either institutions had considerable unused capacity or other factors were influencing institutional decisions to invest in internationalization initiatives and international enrolment.

Over the past quarter century internationalization has evolved to encompass a host of activities on Ontario’s campuses and Ontario campuses abroad. And in more recent times both the federal and provincial governments have recognized the increasing importance of internationalization and international students to the economic and social well-being of the province and the country. The economic impact of international students is now a best seller – seen as good for business for the province and the country.
 But it is also being seen, by some, as an increasingly important portal for attracting highly skilled potential immigrants to Canada and Ontario. 
The link between immigration and PSE institutions has been a reality for many years but more recently has attracted greater attention. The Ontario government’s more recent proposed commitment to increase international student enrolment by 50 percent is driven by a combination of interests such as the financial contribution of international students, interest in attracting more potential immigrants, and providing opportunity for international students to study in the province and thereby strengthen ties with other countries. One could argue, of course, that the provincial government saw the political virtue of endorsing reality; the 2011 census simply reinforced the reality of the continuing ethnic diversification of the province. Unfortunately it may have overplayed its hand with some of its Open Ontario initiatives. And then, in the face of political and financial pressure, introduced a ‘head tax’ – appearing to make universities either pay for their international success, or more specifically, make international students pay.
In fact the capacity of universities to admit more international students and the capacity to provide the necessary support systems to help some of those students pursue landed immigrant status are stretched. As noted previously, universities in Ontario do not receive operating grant support for international students and in a period of operating grant cut-backs it is unlikely institutions will have discretionary resources to invest in an expansion of such capacity. 
Tuition for international students in Ontario is already at the top end relative to other provinces and the imposition of the ‘head tax’, will simply push fee levels higher. As we look to the future we should be mindful of the fact that there are many factors that influence the decision by international students to choose to study in Canada and, for that matter, in a particular province.  Moreover in terms of transnational education arrangements the imposition of a ‘head-tax’ on program enrolments may well significantly influence the economic viability of programs.
 
This chapter has illustrated the apparent impact of government policy as it relates to international students in universities in one province over more than a quarter century. For roughly one-half of the period the Ontario government
 played an active role in limiting the degree of international enrolment in higher education by adopting a differential fee policy that was designed to ensure that Ontarians would be served first in the name of access and opportunity. By the latter part of the 1980s the tide had turned a bit at the graduate level and the Ontario government introduced tuition waivers for graduate international students in an attempt to maintain international graduate enrolments in areas where there was acknowledged capacity. Meanwhile at the undergraduate level international enrolments continued to decline. When a new government took office in late 1995 funding to universities and colleges was slashed, operating grants for international student enrolments were eliminated and tuition for international students was deregulated. In an environment of tuition flexibility, institutions began implementing tuition policies that acknowledged some semblance of full-cost recovery for international undergraduate students and began to pursue their own internationalization strategies.  
Tuition flexibility for international enrolments, along with other aspects of deregulation in the international arena, one could argue, has allowed institutions to pursue an internationalization agenda that is in the best interests of the institution and the province. As institutions have embraced internationalization as a strategic theme for development more resources have been allocated to Internationalization portfolios within institutions and international student recruitment has become a major undertaking for some institutions. At the same time governments – both provincial and federal – have identified various aspects of PSE internationalization as high priority and have taken steps to encourage an increase in the level of internationalization.  Government initiatives can have a major impact on international enrolment and internationalization initiatives – both negative and positive. And recent government interest and initiatives in the international arena should be seen for what they are – a new interest in internationalization as an export industry. To that end government’s role should be redefined – not to manage the industry or provide oversight, or ‘tax’ – but to facilitate and encourage Ontario’s institution’s to compete in an increasingly competitive market and to provide a buffer to the inevitable downturns in the ‘export industry’ caused by circumstances far beyond the control of the institutions.
 Recent initiatives, unfortunately, may mark a turning point in international education activity in the province; a potential casualty of creeping (galloping) intrusiveness.
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